The communicative turn in policy analysis and planning has resulted in increasing interest in the issue of what the text of the plan has to narrate to different categories of readership. The quality of the text of the plan is a central aspect of this new concern. According to rational planning theory, a plan should be an exposition of various directives. The plan is based on the scientific examination of issues and the readership is assumed to consist of persons with technical and/or juridical proficiency. Evaluation in rational planning amounts to the examination of the effectiveness and legitimacy of the plans. Communicative planning theory, on the other hand, conceives of the plan as the result of a broad democratic discourse, comprising a large number of stakeholders. The plan acquires different functions according to different readerships. Besides examining effectiveness and legitimacy, evaluation in communicative planning involves an appraisal of how plans promote a broad stakeholder involvement and help in building relational resources. The reading of plans becomes a rich assessment of the policy discourses that characterize the planning process.
Introduction
Evaluation in planning has a specific purpose, namely to examine whether plans help to improve the quality of subsequent actions (Faludi and Altes, 1997) .
Evaluation is carried out during two phases of the planning process: first, when one plan is chosen from among alternative plan-proposals; second, after the plan is implemented in order to find out if the plan achieved the stated objectives so that the following rounds of planning can be improved. Thus both ex ante and ex post evaluation form distinct phases in a planning process. In this article, planning refers to urban and regional planning at a strategic level. Such planning results in a statement of policy or in an outline of desired ways of acting. Much of the research on evaluation in urban and regional planning has focused on ex ante evaluation (see also Borri et al., 1997; Faludi and Voogd, 1985; Lichfield, 1996; Lichfield et al., 1998) .
One major question in this research is how to judge the likely results of alternative plans or development proposals. The answer to this question depends, among other things, on the assumptions about subsequent interactions among the actors involved once one of the alternatives is chosen. In urban planning theory, there are several models or theoretical positions with different assumptions about the interaction between planmaker(s) and those responsible for subsequent decisions (see e.g. Friedmann, 1987; Healey et al., 1982; Khakee, 1998) . Very broadly, one can group these models in two distinct theoretical approaches -namely rational and communicative planning theory respectively.
According to rational planning theory, planning is a well-ordered linear process. It is based on instrumental rationality whereby decision-makers decide on goals, which form the basis of alternative plan proposals prepared by professional planners. There exists a consensus with regard to goals. Thus, plans state where, when and how different planning measures are to be carried out.
Evaluation in rational planning implies the most favourable relationship between goal achievement and the use of resources. It is almost synonymous with optimization. Even if planning practice does not accord with the textbook outline of the rational planning approach, the normative implication of the rational approach is that evaluation should try to emulate as far as possible the optimization process, bearing in mind, of course, various political, economic and social restrictions (Faludi, 1987; Lichfield, 1996) . According to these assumptions, the text of the plan is a chronicle of orders and guidelines that should be carried out by subordinate officials and street-level bureaucrats. It is assumed that the readership of the plans is to be made up of persons with technical, juridical or other necessary skills.
According to communicative planning theory, planning is an interactive and iterative process that involves several fluid and overlapping discourse groups. Planning results not only consist of a statement of policies, but also of the creation of institutional capital in the form of new knowledge and skills, political networks and social relations (Healey, 1997) .
Evaluation in communicative planning is thus not only an issue of how effective alternative policy proposals are, but is also designed to inspire commitment and establish mutual confidence among all the stakeholders. In fact, evaluation itself becomes a form of interactive discourse where all those involved can decide on the legitimacy and desirability of various policy proposals. This is comparable with the 'responsive constructivist evaluation model' (or the 'fourth generation of evaluation') as put forward by Guba and Lincoln (1989) .
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Accordingly the text of the plan provides a framework of argumentation. Any actor in the planning arena can use the plan and justify actions within the broad framework provided by the plan. The readership of the plan comprises a large number of persons who have in one way or another a 'stake' in the plan.
Thus, there is a fundamental difference in the way the text of the plan is formulated and used according to these two theoretical approaches. In rational planning, the readership of the plan is limited and the text of the plan is in the form of technocratic and legalistic instructions or policy proposals that are to be implemented. In communicative planning, the readership includes all those who are affected by the plan, the text of the plan is a result of interactive discourse and the resulting set of guidelines provide a 'direction of travel' that is accepted by those involved and can be changed if required. In communicative planning, language, metaphors, ideas and storylines are regarded as instrumental in bringing about changes in the material conditions and power relations. Therefore the evaluation of the plan text becomes a challenging exercise. What role does the plan text play in the extensive interactive process that communicative planning involves?
The purpose of this article is to examine the text of a plan in order to find out what the text conveys to the multifold readership of the plan. This appraisal forms an important element in the evaluation of the plan, in order to find out whether it helps to improve the quality of subsequent decisions. The article is made up of three sections besides this introduction: the next section contains a brief account of the three methods of reading plans in order to assess their quality and their subsequent impact on policymaking; the following section contains an evaluation of five Swedish structure plans based on these methods; and a concluding section contains a discussion of the need to include the assessment of plan texts as part of evaluation in planning.
Three Approaches to Reading Plans
Since communicative planning theory has gained importance in recent years, there are as yet few approaches to reading plans or policy documents. Those available draw upon the Aristotelian concept of 'narrative' (Kaplan, 1993) . 'Narrative' provides a useful tool for analysts who attempt to interpret the text of a plan (hermeneutic approach). This tool enables an analysis of how a plan starts, what are its highlights and how it ends. In this way it becomes possible to link the who, when, how, what and why of the plan, i.e. it enables the interrelation of actors, arenas, rules of the game, organization and objectives of the planning process.
These methods are on much the same lines as the Aristotelian approach. The methods are:
• a plan is viewed as a policy document, a book of ideas and a narrative relating drama with many actors (Mandelbaum, 1990 ); • a plan combines rational rhetorics with a multitude of discourses (Tett and Wolfe, 1991) ; • a plan is viewed as a product of a broad discourse (Healey, 1993) .
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Policy Document, Book of Ideas and Drama Narrative Mandelbaum (1990) assumes that a plan has three complementary tasks. First, the plan is a collection of proposals and claims. Second, the plan mediates ideas, e.g. a city plan mediates insights about urban design and development projects and conceptions of how a place would look in the future. Third, a plan is a narrative of a drama with many actors. Accordingly, a plan can be read in three different ways -as a policy document, as a book of ideas and as a drama narrative.
According to Mandelbaum, American city plans generally do not mention who takes the planning initiatives, how conflicts are articulated or which person(s) have decisive influence on the contents of a plan. Often it is difficult to know whether the plans impose legal demands or account for viewpoints and ambitions of the planning authorities. Consequently, it is necessary to read plans in different ways in order to obtain a comprehensive impression. Mandelbaum then outlines requirements for reading plans in these three ways.
When reading a plan as a policy document one needs to take into consideration the following aspects: conceptual framework, construction of orders and control measures, projections and predictions, causal relationships between goals and means, evidence of different assumptions, theories and explanations and, finally, the arguments for various proposals.
In a book of ideas, one needs to look for notions, arguments and interpretations. When the plan is read as such, the central message and convincing argument are of importance. Concealed beneath official jargon are values, conceptions about the future development and links between various policy proposals. The reader must be capable of searching for interpretations, discovering lines of ideas and even engaging in guesswork.
The third way to read the plan is as a narrative of a drama, or a process that comprises a multitude of actors, e.g. planners, politicians, developers and others. Some actors have major roles, others have minor ones. The plan is embedded in a context, e.g. a city plan has a specific rhetoric, which offers a promising future. The plan provides a different reading experience depending on who the reader is.
Mandelbaum has both an empirical and a normative aim with his approach. He would like the planner to read his/her own text in order to see how the contents can be improved. By preparing a readable and interesting text the planner should be able to widen participation in the planning process. Tett and Wolfe (1991) base their method on two assumptions. First, contemporary urban planning is squeezed between modernism's demand for development according to a consensus on public interest, and postmodernism's requirement of a multitude of discourses that form the future. The second assumption relies upon a synthesis of Habermas's conditions for a rational discourse and Foucault's exhortations to consider the concealed aspects of all human discourse.
Between Rational Rhetoric and Multitude of Discourses
The authors refer to two seminal works: Forester's Planning in the Face of Power (1989) and Boyer's Dreaming the Rational City (1983). Forester starts from Habermas's theory of communicative action in order to show the deliberate and Evaluation 6(2) structural distortion of information that characterizes planning. He proposes measures to modify planners' discourse with those of other stakeholders. Boyer applies Foucault's discourse theory in order to analyse US and Canadian planning traditions. She states that planners often make use of abstract texts in order to reconcile the contradictory forces that control development. Boyer (1983) further states that the real aims of the plans are never accounted for. Nor do the plans express the contradictions that characterize the texts of the plans. Tett and Wolfe (1991) are interested in reading the texts of plans in order to understand the underlying assumptions and meanings in the public discourse that result in a plan.
Their approach consists of four elements:
• The language of the text: Usually a plan is a publication without a specific author. Occasionally the plan refers to a committee or a group of persons who have collective responsibility for the text. Distancing the author(s) of the plan from the text is one way to 'enhance' the authority and legitimacy of a plan.
• The use of central concepts: Concepts like 'change' or 'development' are regarded as a result of some sort of abstract collective will or of inevitable technological progress. Consequently development takes place due to unspecified outside forces. Both the government's and the market's actions are dealt with in such general terms that no one agency can really be pinpointed as the agent of change. • Engendering legitimacy: A collection of legal and political explanations, references to rules and decrees, anonymity behind programme declarations and emphasis on some abstract collective voice are some ways to engender and impose legitimacy.
• Dialogue with the public: The public is often assumed to be a uniform and homogeneous group, though planners are conscious of the fact that a community is characterized by pluralism and diversity. Moreover, the participation of the public is perceived as a necessary evil and people's views are often attached as an appendix to the plan text.
The Plan as a Product of a Broad Discourse
The postpositivist approach that draws upon both Habermas and Foucault also characterizes Healey's model. However, there are several differences between Healey's model and that of Tett and Wolfe (1991) . Healey (1993) applies an institutionalist perspective in her model. According to Healey (1993) , the text of a plan reflects the prevailing structure of the society. The words and meanings mediated by the plan give an insight into the social relations that make up the context of the plan. A plan is made up of one or several discourses, which give expression to the structure of power in the society. Accordingly, the search for meanings in a plan becomes a complicated exercise in 'social inquiry'.
Another aspect of the institutionalist approach is the critical analysis of the plan text in order to find out its real purpose. Is the plan a product of a broad democratic discourse that takes into consideration all the stakeholders' preferences and premises? Does the plan give indications about the learning process
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between all those involved? Is the plan only for the use of decision-makers or does it try to involve people? Does the plan unmask tensions and obscurities or does the plan try to impose one dominating viewpoint? Does the plan express support for the dominating ideology or does it accept the multitude of viewpoints that exist in a society? Healey (1993) states that a plan has one further purpose, namely a normative one. She proceeds from Forester's abovementioned work that contends that an ethically true plan challenges the established power relations. Plans should develop arguments in an artful manner by proposing desirable changes and discussing factors that hinder these changes. By disclosing political, economic and moral perplexities, ambiguities and distortions become visible. The 'democratic' plan should expose these ambiguities rather than suppress them if the plan aims to establish a robust consensus.
Healey's reading of a plan text consists of six elements:
• Context: Elucidation of specific community structures and social relations.
• Frame of the plan: Aims, visions and disposition of the plan, as well as the presentation of the plan, so that the reader does not have to contact planning authorities for further information.
• Economic premises: Business conditions, employment problems, social priorities, goal conflicts, e.g. between economic growth and preservation of environment.
• Discourse and discourse arena: The language of the plan text, treatment of technical issues, discourse network and community objectives. • Communicative qualities: Clarity of the text, handling of ambiguities, distortion and suppression of facts, elucidation of policy issues and accessibility of the plan text.
• Power relations: Ambiguity in goals is a way to conceal powerlessness, the formal and real attitude to public interest and market interest respectively, and the scope of the plan in economic, social and building issues.
These three methods are not mutually exclusive, in fact they complement each other. All three approaches emphasize the value of communication in planning and the need to look at the plan as a product of a communicative process. However, the methods put emphasis on different factors. In the following empirical section, all three approaches are applied in order to illustrate similarities and differences between them.
Reading Five Structure Plans

The Planning Context
Swedish municipalities completed the first round of structure planning in the early 1990s. It reflected significant contradictions: while political and economic uncertainties were challenging the whole idea of anticipatory planning, environmental problems, and issues related to sustainable development, were making it plain that only long-term planning could resolve them. The Natural Resources
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Act and the Planning and Building Act, both enacted in 1987, aimed principally at extending local-government planning responsibilities beyond their traditional bounds (of controlling urban growth and urban renewal) to take into consideration nature conservancy and strategic development issues.
The Planning and Building Act required each municipality to prepare a structure plan of the use within its physical boundaries of land and water resources, and of urban growth. The act significantly changed planning routines: municipalities had hitherto been required to submit their master plans to the relevant county administration or the central government for approval, but the act included no such requirement. It made the new structure plan mandatory, however, only insofar as the changes it envisioned would be subject to area action regulations or detailed development plans. The act placed no restrictions on a municipality that wished to draw up a plan that fitted local circumstances. Structure plans were seen as essentially long-term programmes for municipal development. The act emphasized local democracy by requiring planning authorities to consult local people and interest groups before submitting the plan to the political representatives, the municipal council, for approval.
A Quantitative Evaluation of Structure Plans
The first evaluation considered the structure plans of 254 of Sweden's 286 municipalities; 32 municipalities did not, as asked, send us their plans, either because their plans were still in preparation or they had not been approved by the council. Following a preliminary perusal of the plans, 24 indicators were developed in order to show how the contents of plans were made accessible through their manner of presentation -how well the plans covered various substantive subjects and types of conflict, and how well they considered strategic issues. Each indicator was scored and in theory a plan could score a maximum of 55 points. In practice, scores ranged from 9 to 37 points. On the basis of their scores, the plans were then allotted to five categories:
1. 50 'simple plans' (9-13 points) that contained very little analysis; 2. 95 'narrow-perspective plans' (14-19 points) that limited themselves almost entirely to land-control issues; 3. 77 'plans with relatively broader perspectives' (20-26 points) that covered many substantive issues but had only superficial analyses; 4. 23 'ambitious plans' (27-32 points) that covered all or most substantive issues; and 5. 9 'complete plans' that treated all issues relatively thoroughly (see further, Khakee, 1995) .
My reading of the plans included one plan in each of the five categories.
Political and Social Background
The following table presents five major indicators, followed by a brief profile of each of the five selected municipalities. Salem is a suburban municipality within Greater Stockholm. Seventy-five percent of the gainfully employed commute to work in Stockholm City. With
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relatively few workplaces within the municipality, Salem is dependent on the growth of Stockholm City, which also happens to be the largest landowner in the municipality. Population is made up of upper and lower middle-class households (Salems kommun, 1990) .
Vännäs is a town built around a railway junction in northeast Sweden. Its era of greatness is long past as a result of the tremendous expansion of the use of automobiles for both personal and goods transport. Its present prosperity is due to its proximity to the university town of Umeå to which nearly 40 percent of the gainfully employed commute to work. The proportion of railway-worker households has declined as the number of academic households has increased (Vännäs kommun, 1990) .
Krokom is a rural municipality where the number of people employed in agriculture and forestry is twice as high as the national average. The proportion of pensioners and elderly people is relatively high and the population is spread over several villages and small townships. The future development of Krokom is highly dependent on the future growth the neighbouring county capital, Östersund, where a university college and defence forces are located (Krokoms kommun, 1991) .
Kalmar is one of the oldest towns in Sweden (built in the 12th century) and its centre has several baroque buildings. Situated in a rich agricultural area, Kalmar, the county capital, is the centre of lively commercial and industrial activities. With the reunification of Germany and the liberation of the Baltic States, the idea of the medieval trading league 'Hansa' has received renewed attention. The service sector has expanded rapidly and nearly 75 percent of the gainfully employed work in various services (Kalmar kommun, 1990) .
With every other gainfully employed person working in the manufacturing Evaluation 6(2) industry, Trollhättan is one of Sweden's most pronounced industrial towns. The industry is dominated by a few automobile companies, which also implies a relatively high degree of sensitivity to economic booms and recessions. Trollhättan is in the new West Sweden region that comprises five old counties. Inter-municipal cooperation and its proximity to Sweden's second largest city, Göteborg, has characterized its development policies (Trollhättans kommun, 1990).
Indicators
Municipalities ------------------------------------------------------
Policies, Ideas and Drama in the Structure Plans
In Table 2 I have presented some 'snapshots' about each structure plan when read, respectively, as a policy document, a book of ideas and a drama narrative. The aim is to present a broad overview of the plans with the help of the Mandelbaum model.
The Mandelbaum approach (1990) gives a rather poor picture of the five Swedish structure plans as narratives of a drama. The structure plans are either developed for internal use -within the local administration -or as an instrument for negotiations with national agencies or neighbouring municipalities. In the case of Salem, Vännäs and Kalmar any drama that has been played out has been done mainly between local government officials. In Krokom and Trollhättan a bottomup approach to planning has meant a broader involvement. In Krokom, the specific rhetoric relates to resource mobilization and in Trollhättan it relates to social welfare consequences of alternative spatial developments.
As policy documents, the structure plans outline national interests and local requirements of land for development. However, with the exception of Trollhät-tan, the structure plans for the other four municipalities do not provide a comprehensive picture of assumptions, theories and explanations. Trollhättan's plan puts forward arguments for alternative proposals and describes their possible consequences.
All five structure plans contain some sort of central message. Outside forces, either in the form of policies adopted by neighbouring municipalities and the central government or of pressure exerted by market actors, determine development. Only Krokom's plan puts forward arguments for local mobilization of resources in order to counter these external forces.
Structure Plans Between Modernism and Postmodernism
There must be very few, if any, Swedish planners who are aware of Foucault's discourse theory or Habermas's theory of communicative action. However, there is an increasing awareness about preparing plans which are accessible to 'ordinary Swedes' (medel-Svensson). How is this awareness put into practice? Table 3 presents some glimpses of structure plans when they are analysed with the help of the approach developed by Tett and Wolfe (1991) .
Legal and technical terms in official jargon characterize much of the text in the five plans. The plans for Trollhättan, and especially Krokom, seem to diverge somewhat from this trend. The integrative approach based on district studies in Trollhättan and the bottom-up approach based on a broad community-wide discourse in Krokom seem to have had some impact on the language, treatment of key concepts like 'development' and even in engendering legitimacy. Thus the Table 2 . Structure plans read with the help of Mandelbaum approach planning approach local governments follow has a substantial impact on how they manage to divert from the rational rhetoric so prevalent in Swedish public policymaking to an approach that recognizes a multiplicity of postmodern discourses.
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The Institutionalist Appraisal of the Structure Plans
Healey's institutionalist approach enables us to go further in our quest for the democratic values, institutional capital and rhetorical strategies reflected in the structure plans. Table 4 summarizes some of the major aspects of the structure plans evaluated with the help of Healey's model. Healey's model permits us to develop our evaluation of plans as products of communicative actions. The democratic values reflected in the structure plans are those of local governments with a strong faith in Swedish representative democracy. This is especially true for Salem, Vännäs and Kalmar. In an attempt to involve citizens in resource mobilization, Krokom's plan emphasizes participatory values. In the case of Trollhättan, the plan shows differences in the social welfare situation in different districts in the municipality and potential conflicts between overall development and development in specific districts. This paves the way for a future dialogue with the public with regard to the use of resources.
The evaluation of structure plans shows that institutional capital has been managed differently in the five municipalities. The intellectual capital in Salem and Vännäs is the knowledge generated within a small group of planners. In Krokom, planners' knowledge is supplemented by that produced in study circles and in other forms of discourse with citizens. In Kalmar, knowledge generated in all local government offices has been utilized in planmaking. In Trollhättan, the emphasis was on the knowledge of street-level bureaucrats. The social capital in Salem, Vännäs, Kalmar and Trollhättan has been in the form of relations established within the local administration supplemented by those generated in the course of negotiations with the county and national agencies. In the case of Krokom, social relations extend beyond the town hall to village communities, political parties and other community groups. Political capital was least developed in all the five municipalities since the level of involvement of political parties was relatively low.
The first round of structure plans represents a tentative effort on the part of municipalities to develop long-term development plans. None of the five plans examined here have been able to develop long-term strategies for development. Nevertheless, 'local resource mobilization', 'revival of medieval trade relations in the Baltic region' and 'welfare policy approach to territorial development' provide interesting concepts to develop in future rhetorical strategies in three of the municipalities.
Assessment of the Plan Text -Part of Evaluation in Planning
This article suggests that the shift in planning theory -from the rational to the communicative approach -implies that the use of evaluation in planning has changed. In rational planning, evaluation has a direct and instrumental role in helping planners understand and improve the plans and thereby the quality of Evaluation 6(2) Table 4 . Institutionalist features of the structure plans Table 4 . continued Evaluation in communicative planning not only focuses on the programme of actions but also on the quality of the planning process. Evaluation thus becomes a question not only of effectiveness and legitimacy but also of integrity and mutual understanding. To what extent does the text of the plan promote the interactive discourse and to what extent does the text of the plan reflect this discourse? Reading of plans becomes part and parcel of the evaluative exercise. Since evaluation in communicative planning is a continuing appraisal of planning discourse and policy agenda (just as in the case of 'responsive constructivist evaluation' proposed by Guba and Lincoln, 1989) , the text of the plan is revised in the course of the discursive process.
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This article also suggests that the three approaches to reading plans as described and applied in this article provide important insights into the quality of the planning process and its outcomes. It would be wrong to provide a mechanistic model that integrates some features from all the three approaches. Such mechanistic models have been prevalent in the rational approach to planning and evaluation. I believe that the context should determine the approach that those involved in planning select. However, I have found some features of the three approaches particularly useful in my work in evaluating communicative planning and its outcomes. These are:
1. that the narrative of drama highlights the role of various actors; 2. that legal and political explanations show how legitimacy is engendered; 3. that analysis of the context elucidates community structures and social relations; 4. that discourse and the discourse arena are examined in order to assess the generation of institutional capital; and 5. that communicative qualities are fostered in order to appreciate the power of language, ideas and storylines that are essential in attempts to change the material conditions and established power relations.
There is an increasing recognition of communicative planning theory even among the adherents of the rational approach to evaluation in planning (see e.g. Lichfield, 1998; Voogd, 1998) . There is a general awareness among researchers that society is moving from representative democracy to participative democracy and that the conventional (read rational) evaluation methods have a limited use in planning. The new methods for evaluation in planning should not seek rationality of the traditional kind. These methods, moreover, should pay attention to discourse and interactive learning in preparing and visualizing the consequences of long-term strategies for development. This article, hopefully, provides one such method, namely of reading plans as part of the interactive evaluation process.
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